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Dr. John S. Waggaman*

.1bis,paper was prepared_ (at the invitation of the Florida Commissioner

1

of Education) as one of. ,four efforts at identifying indicators for p11-000

lid educ4rion oridOL. The four kinds of indicators are to be ooMbined
0

at the end, of this phase (11 In :the development of the Education Element

OE the State Compiehensive Plan. ,This particular paper on

of cost and the oosting of Florida's education goals should be =ad -in

conjunction with the paper of Dr. Kern Alexander; he wrote on effect

of education on the wealth of the State (and for the individ ) and the

ability of the State to support educAian The other wri sand their

topics are Dr. Arthur Lewis on student achievement and a level of

cOmPe:rence of the Florida citizenry, and Dft. Charles gg on target

populations for education, services provided Florid ": and pitizen

satisfaction**

Itie purpose of ideatifying- and developing

tomonitor educational activities 'frau the s

indicators. will help identity polidy con

* Assistant Professor of Higher Education and
'Ivianagemt Systems, College of Education, Th

Tallahassee. Acknowledgement is gratefully
.of. persons who provided comments during the

.
drafts of this paper. 'Responsibility for th_

with the writer.

*set of indicators is

to level. Educational

point to changes in

Policy- Studies, ucdtibnal
e Florida State niversityi
given to the ve btsy e

preparation of the \Taxi9
contents, o .course,/rests

'

conta Dr. Fred/Daniel,'

ti.
1975

**For additkonal'information about this project,
Florida Department of Education, Tallahassee.
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system, suggest arms where in-depth investigation is warranted and

-enable more specific projections to be attempted about the future.

Development of edu atiOnal indicators leads to identification of what is

both cOmmon
k

ment does lean heavily on social and economic indicators already-in use

unique.about educational' activities; however, their develop-

(p':g.,"for the study of th quality of life) . This overlap in conceptual-

°

yization points to the interrelatedness of. education with most other '

functions of society.

I

I'

The initial phase (I) in the-development of the Education Element

terminated with a March,1975 statement titled "Education Policy for the
tot

-State of Florida." ' One Of its sections contained a list of Goals of

Education, seven in all, which are used in this paper. The goalp were

developed after an extensive series of meetings involving education experts,

interested citizens 'and government officials. The gojls and the statement

of eduCation policy.were subsequently given offiCial statue-through the

top channels of Florida .state government. A similar series of events are

%,tdanTied for the development and completion of phase II; meehing that the

i.Tpottant issues and indicators from this and the' other three papers will

be eentually distilled into a policy document. (pee, gpilowiletolliis

0.Palr) .

The central focus of this paper i's on the spebification of cost

1

finding concepts plus i ntification of a few Copt indicators. There

appears to be strong feelings about the need for development. Of a uniform

costing system across the entire,spectrum of eduCation and especially

across the entire,Findergarten-University levels,of public education in

*Eecause this is a State of.Florida public education 'project, only
:passing attention, will be given to private education. It is assumed

that the same set-of concepts would apply to both public And private
education. (-

3
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Ployida. Concepts for development-of such a system will be examined

lx:low; however, it should be apparent that this paper represents lonly.. a

beginning effort for such a vast and complex task. The testing-Of the

concepts, their feasibility as to data collection and their use in policy

J
ena14is are tasks, for the future.

11 0

i

A .

The reader should be aware that:Florida public education is,comprised

of four.sub-systems: K-12, adult- vocational - technical, community colleges
a

and state univeisities. All systems function as part of the Department

of Education, although the state Universities have a separate Board of

RegentS. Even though the systems of public educationamo the several

states in the U.S. may be orgarµzed
\

and financed differently, many

interstate comparisons are made among them. Because thesecomparisons Are
1,

often used as indicators of a state's cammitment'to education and its

need for federal aid, a few comments about such comparisons are pies Mited

in the next sectibri of the paper. Ftil.lowing the interstate compar

sdttion appears a brief discussion on Florida intergovernmental

comparisoris for and with education./ This subject is Of particular interest

to state officials concerned with funding all gOvernmeht programs. The

main'issues and concepts ahOut the.costingef education is presented
)

prqr tothe suggestions for classifying and costing Florida's.. eddcational

'Apoalo. Brief mention is made at `the end' of the paper about s of 'the

fundamental concerns with a Uniform costing'system and' about some of the

important- financial management probleMs facing education a nistrators.,

Interstate Comparisons. 'Given the widespread concern about the rising cost

of government-, and education in. particular, it is importantto compare

Florida's financing efforts with *lose of other state governments: Usirm.
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a standard source, such as the Statistical gatirgiiat of the United States
1

(1974 edition), one finds that Florida ranks 21st in current average 4J
expenditures per pupil in average daily attendance for 1974. this

position was several ranks better than 28th which Florida held for per

capita personal income in 1973*. From this data (indicator) it appears

that Florida is (or has) made a'serious effOrt the financial suppOrt

of education) Thether the effo (or'was) sufficient to met, the

educational needs of the Florida. population is Another

Futhermor'e, because of the lack of any normative data which mi ht

provide a yardstick for oowparing the actual per capita expendi es,

it is probably going to be necessary to continue using the r- order

data. 4*

It seems important to use per capita education expenditures for

interstate comparisons so that sane idea of financial effort can be

obtained about each state rerative to Florida. If it was desired to late

per capita education expenditures to any of the achievementillevels

cost per high school graduate per 1,000 population) as an attempt t.:\'

cost "output", therisuch data shoUld be compiled /or all states. However;

the use of population data from retirement states such as Florida can

be a hazardous under because of the various methods for counting

the "temporary" resident who is a retiree. Similarly, the data on

personal income needs to be examined to determine the extent to which

transfer payments (retirement income) are excluded. Clarifications of

this kind are needed to insure that. Florida is oorrectly;ranked'and codpared.

*Florida's neighbors ranked much lower overall: Alabama 47 and 48,

respectively; Georgia 37 and 36.

r



tal comparisons for Florida State;\GOvernment. With

taking over 60 percent of the Florida general state appropriation,-

nterest to compare the population Servedby education with thOse

cad by other government functions. Comparisons of this type may

be made cn a per capita basis for three different populations:

total population
.target population
client population

For eacIll of these three groups the per capita /s determined by dividing"-

t

the functional state appropriation (e:g., education) by each of the

three pulation groups. From such per capita data it is possible to

comparl the State financial ntributiont for such services

youth services, corrections, welfare and so on.

IE per capita data are tabulated for each year, a t series anai1ysi8 \

can btlyerformed which will detect whether there has in fa t been ah

incre *se in appropriations. For example, tota appropriat have

increased but the appropriation per student ve ct yeased,

as

Cue to an unexpeCted increase in enrollment. ch fact is r t

examining only the education appropriation from year to yepr.

this kind of analysis would also reveal the appropriation per

obvious by

Incidentally,

tudent which

Was greater than intended when enrollment deCiiiped unexpectedly

.n this time of inflation it is extremely important to adjust all

appropriationi, (i.e., deflate them) to constant dollars so that the real

purchasing power of the funds is clearly. shown. It is possible to have
. .

an increase in appropriations, but have the increase too small to recover

lost purchasing. power, leading to an actual reduction of input resources.

It may be useful for Florida education officials (with support from the

Department of Administration) to develop a cost index for education

6
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analogous to the consumer price index. an index for higher education

is proposed by D. Kent -It-ewl, Statewide Panning for Higher_Bducation.

A cost of education index for all of educatio would provide a -ready means

for 'assessing the impact of rising prices for and other

Volatile items.

Another kind of camparisan among Florida g

focus on cost of all education pr6graos. First

determine cost of education as at-relates to Fl

which will be discussed in detail below. Second

training programl6thmma*cut. Florida state

identified. It would seem appropriate to incl

education activities4 programs whic6 clearly

seven Florida education goals,' Programs or acti

individuels to perform a job, or parts of a job,

t departrents

it muld be ilikmumary to

'da!s goay,

the education and

would
, .

have, to be

only such (tertia.rp

elate to one of the

peculiarly related to

a function of state government would be exclud6d. Third, the edits for

the goal'-related education, programs would then be ,determined using the

identical costing. concepts used for &tea:timing regular eLcationioosts.*

ib be meaningful in the comFarison with regular education costs,

these tertiary goal-related education costs "must follow then same set of

cost-finding principles. Because there is almost a complete absence of ,

s"tate policy for tertiary education, it would not be suprising to and

great variations in costs among their programs (if is possible to compile

such data) . In any event, the purpose :of these regular, and tertiary Tiro-

gram costs would be to assess the prospect for substitutability of resources,

*Should it later become appropriate to compare the costs of goal- lated

education in non -state government organizations, then the sane p 'co:lures

-should be followed. For example, it would be informative to compare the
ceJts of basic skills (goal 01) taught in churches, YMCA's, county and

municipal govarnments, big and smell businesses, hospitals, mi itary units

and so on, with those in the Kisid&garten-Univer3ity systems

7
2
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e.g., it might be more effecient (and effective?) to use local school
\ J./

teachers at prisons Father than the prisons fund a special education staff.

Note that thisfkind of policy analysis rests on the assumption that regular

school teachers would want to work in prisons and would require little

*al traini:17N4lisuch work. These and other chard cs define, ,
40

the questionable as

subjected to policy

indicate that.4propria

education at least, shoo

of substitutability which itself must be

ysis. This particular example sYlould serve to

cgiat data may begin a pol>ey analysis,)out; in

not force a decision about use oresources

withbut extensive inves gation. Finally, it should be noted that a

comparison of programs bmeen two difference forms of organization*

(i.e., regular education versus tertiary education) can ble valid only if

the inputs, processes and outcomes are similar (or identical), otherwise

one would be comparing apples, 'oranges, and bowling balls.

Cost comparisons among various government departmentb and regular

education units does appear to be a necessary first step before examining

. common and unique course objectives, teaching methods, instructional

media and methods, student characteristics, learning outcomes (knowledge

added) and other such variables which influence or deermine costs (unless,

of course, one wants to focus first on filial outcomes, which relate

to competencies and other such performances based evaluation systems).

In otr words, it seems practical to use cat data as indicators

of program uniqueness, i.e., costs falling.in the plus or minus

third standard deviation almost assuredly indicate'some special

*The writer has been told of a preliminary finding that the student/
teacher ratio for education programs in youth services is quite large,
a result which gives low unit costs but raises questions about the
quality of education for the many special students involved,

8



8
I 0'

set of ,resources or program characteristics are involved. Third, or

second, standard deviation'costs can be used as decision data for de

when a full program review may be in order. In other words cost da are -

surrogates for program differences; they should not be viewed as real

things existing apart from the programs they represent. In fact, cost

data are the artifacts or oonsequences of hundreds of program detions and

have no meaning unto themselves except in relati to some standard of

tjudgment which in the extreme maybe arbitrary art capriciousas well

as unrelated to desirable educational Outcomes (should they be known and

specified).

To verify the ielationship between program resource characteristics-

and oasts it is ok)6ecessary to know that instructional costs can

be explained witil two. kinds of data*: salary level anNtudent-faculty

ratio**. Thus, oasts will be high where salary, levels are high and the

student-faculty ratio is low; this would follow, for example when camparing

school districts with the state median or departmental costs with an

average college cast. Education; as a labor intensive enterprise, has .

program costs which are composed mainly of salary oosts.There have been
C

many attempts to use education cost data as simple surrogate measures

of quality, which can, as indicated above, lead to misinterpretations,'

9
either good or bad. However, problems with cost analysis do not negate

* For indicators one might use: for salary level-median balary by carmen

rank, pay grade or years of seniority; for student-faculty ratio-full

time equivalents, student's and faculty, with FTE conventionally defined

and based on three and four quarter' averages.

**This is not
scientific
costing pro
all of educe

ignore the very high cost of vocational, technical and

Anent and supplies, which must be included in any realistic

urn; however, the two variables mentioned are common across

k-University.

9
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a
its basic value; suopart t-of cost analySis representsxbasic commits ent to

-the-rational use and allocation_of v.ascurces. Cost analysis involves a

eamilramt:141.1ich seejals inescapable in a world of finite -(and shrin'4ing)

educational resources and_infinite reed/derand for then. This commitment

will be admplete when we resort to the analiSis of opportunity co

this and other such,economii aonceps) before deciding on thp most'.

socially efficient resource allocatiotpaaerns.

Costing Concepts and Issues A concern with costs as inputs in the

educational systan of Florida is a first step toward understand n4 the

relationship between- resource costs and educational output.,Althouan

it is important to identify output costs, it is first.necessary tb

clarify input and process costs and specify a set of costing procedures. ,

Even then, much remains to-be done: data rust be found or created

ied, compiled and tabulated, analyzed and then evaluated. In

it is first necessary to §pecify a setae* cost finding.

principles, perform historical cost studies, evaluate these and then

consider their future use i.e., foramst. . future costs.

the discussion here (and elseWhere) about cost fincting principles

assumes a particular and rather conventional\-set of meanings for the

concept of cost. .1n a general sense, cost data°'eveal patterns of resource

usagwin organizations...(1a the jargon of the co t expert, one can SpeaW

write about theresource sarjtionpattezns - costs - and thpi r variations-

over time.) The effects of law, custom and regularized accounting pro-

.

cedures largely determine how cFstiiata are identified Using economic

concepts one may ignore most of the previously mentioned constraints, but

the results may prove little tether if every analyst may change the

10
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economic assumptions, since one uouldovietbe operating undpr the

ordinary constraints. Although it is possible that regular procedures for

cost effectiveness anaiysis,might be specified, at-firesent it is a highly

artful process with little rare to guide it -than the heuristics of previous

AudieS, few of which have been bread enough, in scope to warrant use

on a state educatigd system in the United States.

Nonetheless, tae cost effectiyeness and human capital investment

studies deserve careful attention. They can provide indicators of the

economic value. of education and even if produced in many non7standard,fonms,

can _suggest where i±olicy rakers might be most able to earn society (and,

4the individual, hopefully) a high return on public education expenditures*.

In some fields, ,accord' to a variety of professional and populist.sources,

a young person could earn more life-time income by investing his educaOional

expenditures and reaping the return. The big cost factor to the young

person is not necessarily the tuition ana fees paid to a college, but the

income lost while not working. Even though such an assumption may appear

ludicrous because 1.4v currently have 10 million unemployed and another

20 million under-employis,sacrifice is very important to a person

who wantb to take an e4ucational lear from a permanent job, e".g., to finish
-4

work for a bachelor degree or for retraining.

Should we ver learn enough about institutional costs, manpower fore-

casting and how to prbject the political philosophy in, the 1,hite House

which will be shaping the economy'fh 2Q-40 years, we may want to consirlar

a wider use of the ecormic concepts of costs for determining resource

*Incidentally, one should be aware that legislators guard jealously their
sovereign prerogative to rake and act on assumptions. The cost analyst using
the lrteal concepts of economic analyses of costs ray find him/harself(having
to make assumptions which the average legislator may feel '.s es usurpation, of
his/her authority.

Jr.
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allocation Fatternsre.,%, It 7,2,y 6e,

A
important to consider rate ofredturn studies on education investreii.es

110

indicators of differences in the status reward sys.tem Unitod S a tes.

Mia basic: policy -us estior, whe t he.r an/ partif.r.lia_.:. ,....:;c:-/Z.t.j.c-n 4houlci,.1)2.

more than any other seems rostly settledby the wealth of the inftstry

and the social stratification system of the country )

Another policy issue, somewhat less in its global di:it-ensigns, with

strong financial overtones, centers an the programs in industry and higher

education for re-training of persons iethe basic skills (goal el). This

clearly is an output issue car the public school dysSan and an input matter

for the othr*twob systems. The business man or corporate_ official. who roust

organize a retrain' ni program in the basic Skills -may complain that he is

paying twice for a trained labor pool: fir t through property taxes, then

ihroUgh reduced profits from halving to fund Progr411-

This Jissue has care before the Georgia Education Board. The Board

is now questioning the cost of colleges providing remedial courses for

high school graduates. One board temberwondered out loud about the possl-

bility of deducting the college cost of remedial courses fram state 9

appropriations allocated to the high schools. (e Boardalso considered

the awarding of attendance certificates to students who app,atkently, sat

through l.2 years of public education, haying rocei0edmany social pro-

motions. One wonders if unit costs (perstudmtbosts) might i9 rptivelys

low because of students earning attendance certificates Pinally, one won-/.

ders if core con#deration should Vot be given to developmmt of

negative indicators, e.g., the percent of students -e what the

.

'Carnegie Ccrmisilion on Higher Education c ad the reluctant attanders

those students in college for rio good reason 447 than that it
.

th-tr. lg to co
1.2

hra
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Another iraportan-t output issue involving costing problems concerns'

the use of achieverent levelS. It is aisolutely necessary that achieverrent

rinS be specified end made known to every school. Because such norms are

averages them will always be 50 percent, aboi!e and below a: sta2,4-
()

noon, xf the age-grade achievarrent levels-,are us d, then results

high or 'low depending on the pranotim poLicY'of the school, and

the general ab4ity level of the s e.I:aecti, to the demogr°

and social characteristics of the population- ing the school),

(.4Using tkm costing concepts below will enable the per grade

level to be determined. However, the costing of achi t 'focuses on

the gainys from one year to the next. The, assumption that ski_U levels

in evidence at the end of the year, resulted from the educes activities

airing the year; howt.ver, that assumption den. be verified only the student

was deficient in, the desired skillsat the beginning of the school Year.

(sernestei; quarter or sane time period.). Thus, it. is necessary to test

the student at the beginning of the school year , note the increase in

skills at the end of the year, then cost the increments or decrements (or

a.

zero) of change. Most of this kirr3 of testing t.equires

tests and if applied to the development of

orie.ba.sic set of tests

skills, thkm. only

to be made sv 'lable. There are other

general achievement tests such as\the Florida 12th grade test and the
_

nationally noaxid,- tests for college admission (suchl as the SAT arid

ACT versions). However the/Laleasurenent of achievement for specific

s would involve the use of pact cular tests, at the varying grade

level and be necessary for the costing o achievement by grade level.

40
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In other words, a cost benefit analysis would need to be conducted on

this matter to determine whether the benefits fran determining the cost

%
,

Of Schievement changes by grade level would be worth the.cost Of such.

activity.

Finally, it is impo to note that much '%%.. done in
. .

'Florida education these las few years to define and identify institutional

and school,posts, Theseeeffo s may Provide much data from which cost

indicators can be_ developed-; a wide circulation of the documents -which der

\ -

-scr the various costing prptedures should facilitate the developmea

of abetter understanding about the costs of Florida education.

Almost two years of work by the staff of the Division of Cohmunity

Colleges and the State University System has resulted in costing efforts

that will-culminate in new funding formulas perhaps prior to the 1976
.

session of the Florida Legislature,.which mandated a completion of this

effort\ A new Florida Post-secondary Education.Carmission has as one of

its tasks a determinatiOn. of edutation 'costs by March 1976. There should::

Yee, no mistaking the fact theft the Legislature is ready, to change funding
.

r

arrangements-for education though the existing formulas- ,have been
r

in existence for only a few yearS. Here then'is a use of costing systems,

at present without output data, which raises many more glesiions than

can be asked and answered In'this.short paper.

Ariother costing development in Florida education is, that, of the K-

12 system. Its data are now being published with special - tables of.N.

educational expenditures shown (classified) as direct or indirect coats-
c,r

see the 1973-1974 annual report 'of. the Commissioner of Education. '6Al1 of

these costing effOtts will enable publication of new Kinds of data in a

,, variety of new formats, Kindergarten through University.

14,



The result for'he post-high school institutions wi ll be a compaNple

set of costS,per fu/l.timesequiValent student for each diSciigline%

department bt'level of education. For example, the cost of history depart-

,- 4
!rents at the lower level (freshman and "sophmore combined) per 1NsE student

(one who takes 15 student credit hours of courses) will become available\,

for. all comMunity colleges and IlniversIties which have such a level and.
P.

program. As the data collection and processing techniques are perfected,

the Prt, student cost for each student academic program (.0e., student

major for'a'degree.or.certificata) will also beCome availabke. The

student.academic prograM,costs indicate the cost of all courses taken by'a

student; thus, ,a history major would include the costs not only of

history courses, but th-e6osts from such Other courses as English, political

science, biology and so on. .The final cost-data will include direct

instructional costs and indirect support costs, including the cost fOr

the year of facilities and equiptrent.

The, new compilation of K,12 direct and indirect dtosts are. proving

r

very informative. Although we may recognize that tatI:ication is a labOr

intensive activity, it is important tO note that,a,lrge poktion of

indirect costs also result* from. salary expe nditures. _)
tat has became

apparent* is that classroom salary costs may be in same diStriFts less
.

than 50 percent of total costs. As a result of this cost classification

systamOt is now possible to begin an analysis of the costs and services

of the indirect t to determine their contribution to the primary

purposes of the schools.

*According to Mr. Julian Robert,
of Education.
k k

, -
district planning e'Florida Department

\
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Educational Goals and Costs. One of th /main purposes of this paper is

to identify conceptsfordevelopment f costs for. Florida's seven educational

goals. The goals. are listed below, foll by a classifidation of

educational levels according to e goals,'

GuAl, 1. Basic Skills. Al Floridians must have the
rtunio master the -sic skills for communication
computation (listen' speaking, ,reading,' writing

and arithmetic). Basic -kills are fundamental to success.

GOAL 2. .General Educa, on. All Floridians shall have
the opportunity to a the/general'educationfundamental
to. career and persona de elopment and necessary for .
participation in a dz. ra iety. This includes
skills, Attitudes - kndWledge for general problem-
solving and surviva human relations and citizenship,
moral and ethical nduCt, mental and physical health,
aesthetic, scient is and Cultural appreciation, and
environmental and economic understanding.

. /

.GOAL 3.: Vocatichal Competencies. All Floridians shall
havethe Opportunity:to master vocational competencies
necessary .50r try level employment by the time they
leave full t education. For persons whb continue
formal educa on thro, h advanced or professional programs,

tion tencies/will be in'areas of professional
oyment. Vocational education shall be continuously

revi to assure that Florida's need for workers and
Met and' t individuals can secure further training
needed, for seer advancement.

GOAL 4. Professional Competencies . Floridians with
derrighstr ted inte e t, academic background and aptitude
shall ve the oppo unity to acquire profetsiOnal cam-

petenc s necess for employment in'a profession ando
update their competencies periodically. Programs. of

professional studies ghallbe organised to assure that
's and society's'needs fordprofessidnala are met.

0

5. Advanced Knowledge and Skills. Floridians with
nstr4EQEIBEiiest, acadeilTbadkground and aptitude

s 1 have the opportunity to acquire advahced knowledge .

an' skins in the academic' disciplines Ui other specialized
f' -ids of study and to updatr their knovaedge and skills

riodically. Programs of Advanced- academic training
11 be.organized to meet Florida's and society's needs

or highly traine211s ialists.

44."-,,,r *14.
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GOAL_6. Research and Development. The public education
network shall seek so ptions to local, regional,' state
and nationalproblexnsIhrough organized research and
developMent. Research and development shall be organized.
to solve pressing.problems and to expand the store of knave -
ledge- in all ateas of human endeavor, including education.

GOAL 7._ Recreation. and Leisure Skills. Floridians shall
have the opportunity to pursue recreation and leisure
Skills which satisfy the recreational-and cultural
needs of individuals in areas outside Of general education.

The aboVb set of goals defines the scope of Florida's.
cOmmittmentto public education. The order of presentation
indicates the priority among the-goals. However, the goals are
mutually suppottive and dependent upon.eadh.other. [Ehipbasis

added.]

A preliminary examination of these goals indicates.tilai most educa-

tion expenditures can be sorted according to broad institutional

categories, such as 1

/CGOAL 1. a. Kindergarten through Grade 3 (K-2)
b. Adult basic education

GOAL 2. a. Grades 4-7'4
b. Grades'8-12 (non-vocational)
,c. Adult high school .

d. Community-Junior college (transfer)
e. University (lower level undergraduate)
f. University (upper level undergraduate, e.g.,

humanities and pre-professional)

GOAL 3. a. Grades 8-12
b. Vocational - technical Center
c. Community-Junior College-(Voc-,Tech)
d. Uniyersity (lower level undergraduate, e.g.,

nursing)
e. University (upper-level undergraduate, e.g.

business, education) .

GO1.L 4. , a. Masters degree programs (e.g.., architecture, busineSs,
music,nursing, pharmacy) e

b. Professional degree programs (e.g., medicine, law,
veterinary medicine)

GOAL c. a. Masters degree programs (pre-doctioral) .

b. 'p D. programs
c. Specialized doctoral programs (DPA, EdD)

1 7
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-K-121171kighottroest.-5ecomtale
. Camiinity-Junior College

c. .university*.

GOAL 7. a. K-l2 1M Mutt Rsz-Secondukr
b. Gamma ty-Junibr College
c. University

The most desirable costing System conceivable at this time-building

fram current experience would be a combination of the K-12 and two post-

secondary systems.** Thus, the basic oost unit would be the ADA or FTE

student. The instructional (direct) and support plus auxiliary (in-

direct) costs would be identifiable. The costs would be identified

down to the school or department according to the educational level

(K-3, 13-14, etc. Y. Finally, the costs would be aggregated according

to the Goal categories. An example of sane of the data presentation

format:4May te found in Appendix A.

A cost system of this kind rests.on several presuppositions. First

is the basic,assumption that costs must relate specifically to the,Goals.

This idea rests on the twin premises that little planning for the future

or eVliluation-of past activities is possible at the State level unless

the costs of goal seeking activities are known. In other words, :die
./'

focus is on cost of inputs And processes, not (at this time) outputs,

outcomes or objectives (unless, of course, the-Goals are accepted as a

final product of the Florida education system, in which case they have

to be stated as performance objectives) .

i'* It should be noted that one of the primary functions of a
University; public service, is not listed as a Florida educational

goal': If this functdon is to be interpreted as being included, and it

would be increliBle if not, it would probably fit best in Goal #6.

**However,-not all cost details would be Venerated for use at all levels

of policy analysis.

.1
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Second, it is assumed that the focus should be on the entire

Florida educational system (all levels) and not just some selected

part of a subsystem, e.g., urban schools. Third, it i5 not necessary

to be concerned with the broader form of economic cost analysis,,i.e.,

cost benefit or cost effectiveness analysis.

Fourth, it is assumed that this kind of costing system will itself

bp cost effectiVe, especially as to the cost of sorting out courses and

;

degree programs to Meet the classiiication criteria defined for the

goals. This program classification system will have to be/elaborated

and documented so that a pUblicatimi is produced like the Program

Classification Structure of the National Center for HigherEducation

Management Systems (Boulder, Colorado).

Fifth, it is. assumed at this time that all costs will be related

somehow to the ADP. or FTE student. This assumption is the ene most

likely to cause problems 3f interpretation, unluss, for example, the

universitites are willing to accept instruction as a primary function

research and public servize as secondary (except When using Goal #6).

The problem for the universities is that research may relate only .to

graduate-students (if any students) and public service to external

pullics; thus, the issue is-about the designation of an acceptable costing

'.:nit.

If we look again at the Elorida goals we see that they do not

include direct reference to the activities of transporting students (K-

12), housing them (post-secondary) or providing then with health and

ccnse1ing services. Also, 'there is no mention of the myriad functions of

thachers and facult such as curriculum develognent, student evaluation,

governance, and so n; these are all professional educational activities

which consume It apparently can be assured that most Qf these

19



19

cadent and faculty activities comnrise Supporting services and indirect

costs. lictteve:r, it.should be recognized that the demand is building to

cost separately each of these support services'and than evaluate the

use of alternatives, erg. , consider local government. recreation depart

1-ments taking over athletic programs. Fran thisikird/9f cot effectiveness)

analysis it isapite pospible that' indirect oasis may be subdivided

into two categories: support and auxiliary .StiertfAl 1yl school

and college accreditation associations may have &quirer-earks which lie dt

ability of Florida's edudatioha officials ignificantly alter

expenditure patterns,' but this*ould not limit the kind' of cost

clan ification systan used.)

riow it should be apparept that scuevuniform conventions would. be

necessary for the clastification of expenditures at all levels of

education; the'te should include aset of-rules for allocating the indirect

costs to obtain full and/or total' cost& Similar decisions would be

' necessary for the accounting of capitol expenditures,
'depreciation or.

. ,replacemnt costs. Not only is such information needed for a good costing

syst.cgt, but it is now the case that state officials do not want to make

decisions about state aid to education without knowing total costs. The

need for a uniform classification across all segments and levels'of

Florida education (K-University) is necessary in this instance if, and only

all education expenditures must be classified acCord.fizgie goal:5

listed above. Again the suggestion is offered that edse. Planning by the'

educational` planners would include ,an estimate,of the probalbillty.of
I.

SUCCGSS La this endeavor and also include an estimate of the cost arid:

".:time which develo#:,,ent of such a systen could require - another cost

elf fectiveness study,. if you will.

20
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Although state officials are interested .n total costs they also

desire information about the sources of funds, so that the tate share is

identified. Local support, student tuition pnd fee income, federal

%
,. I. .

--assistance, enda'4meht income and other apptopriate ca ories f revenue

..75
need to be identified;

The institutional level of the cost -of -goals data needs to be

considered. Given banging enrollment patterns resulting from decrepsed

births; migration' economic conditiOns,-it is"more-inporiant than

ever that costs be identified down to the school house or attendance'ar4a

within the school district *. ) Si4larly, it would seem appropriate to

identify costs by campug and center :for vocaional-technidal all

post-Nacondary programs. Planning for the expansion or closing gf

schools and campres will benetit.frani this kind of data. Note that it

would be appropriate to gatherlth'e same kind of data from private schools

and campus", if complete cyst comparisons for all of, red

is desired; however, this .segment oeeducation is not

-

6/

althpugh few changes in the basic concepts would be needed to include ('
k

In Florida

ed here

than.

Clearly s a need to identify costs by level, K-3,

4 -7, 8-12, lower undergraduate, upper undergraduate, masters, doctoral

and-any-Other-special levels. Within each. level, each major.program

should also have its costskidentified. The particular need here seems

to berfor the F7.12 schools to identify their department and program costs,

again down to the school level. At .present the K-12 system uses the

.26 funding categories as proigrams.

*Current costing data show ap extensive variation between.aria among,school

centers; because little difference in outputs desired has been expressed
among the centers, no ready explanation is available for the cost differen-

ces. Bowever, one would be remiss not to overlook the expectations of
school parents anpa4rons.
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Once cost are obtained by program'across all of education, the can

then be convert to an ADA or FTE student basis. Data would be

available which should estimates to be made about the consequences

(outputs) of selecting one allocation pattern over another. Thus, if,

for example, greater emphasis needs to be placed on vocational programs,

1 .

the of shifting funds from other programs, levels, schools

or campuses should be readily identifiable. Similarly, an increase in

.edUcation funds specifical addressed to Florida Goal #1 can later be

elates. changes. (if any), in output measures.

Administrative Problems and Prospects. With this kindrOf cost data,

-distridt and institutional admainistrators will have a very, sophisticated

set of management tools. A-variety of performance measurk.e-such as

dithe ',productivity indices develop9d by the Division of Community Colleges

(egg., student-faculty ratios by program, teaching load by credit hours,

etc.) may be used as indicators to monitor costs, their changes and re-

source utilization patterns. Cost data which indicate input and activity

patterns of resource usage are especially valuable as measures of capacity,
/A

growth and change; they 66 not have any intrinsic value as measures of

"educational outcomes.- TO protect against the misuse of input cost data

as surrogates for outcomes it would be highly desirable to have a set of

middle level performance objectives. These would be measurable fti-tcOmes.

and developed in addition to the Florida education goals so that the'

. effectiVeness of education programs' could be assesses) and costed thereafter..

This would seem to be the ideal system by which state officials could

rationally allocate resources to education. BoWever, the widespread

variance of costs and outputs between schools would seem to indicate the

22,
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need for much local input in the design Of this ideal systeM.'1' 40'.

One of the problems with installatioil of a uniformeducational

costing system is that it provides a Imans for greater centralizet on of

control and decision-making throughout the FlOrida educational sysem. A.

costing system of thekind outlinedhere'would make visible the extrema. I
variation in cost which may be found throughout the system. To;tain

the uniform data needed for the system an elaborate management information

would be necessary to process and make available the right data

xight tine: These developments seem to push (or have the potential

of the

, resources

making tb the state level which may reduce, the incentivol

tratar(s) to more effectilvelymanage the available

concern can be faced by deciding about the different amoUnts'"and

aggregations of da which would be necessary for effective planning. For

example**, state lanners. kôr all levels of educatitjnnight need only

unit costs r each goaok added sub-goal, i.e., performance objeCt;ive.

State,Uersity System p anners might need unit cOsts4Wlevel and

...---"-

(---sg-gregate discipline citegories.

bably

Campus oidistrict planners would pro,.

information by department Whereas, administrators at these levels

usually specific data about individuals (students, staff and

faculty). Defining planning responsibility (especially under the new

systems of delegatedmanagement) and the cost data necessary (and.outoome

data) would seem an appropriate method for protectinq the decision domain

of each set of education officials. Until such decisions are made it Would

seam to be th:e responsibility of state-level officials te-lbsist the

* Increased centralization learic inevitably, accor
spokesmen, to a diminution of academic freedom.

to many faculty

-*As suggested by Dr. Kent Caruthers, State University System.
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trend to centralization. However, it behooves district and institutional

leaders to accept the responsibility for building and using adequate costing

and management systems.

Finally, as an ending note, it should be made clear that cost analysis

is necessary because we ha;.re no market mechanism or system for bringing

about cost competition arong educational institutions. The voucher plans

offer the possibility of creating a market-like situation but do little

toeffect the status (and quality level) hierarchy of educational insti-

tutions. And, close exam2nation seems to reveal no rewards far increasimc.

400
productivity, however defined, with disincentives for increasing producti-

vity fairly evident. It also seems to be the usual case that educational

always exceed existing resources, an item of same importance to

those groups who want to represent profession#1 educators in collective

bargaining procedures.
1

As public disenchantment for education is expressed through no

increase in state apptcloriations for salary increases, during atime Lf

double digit inflation, .one 'wonders if it will be only the most dedicated

educator whowill not see a concern with dgsts as a threat to.future

loyment. From the earliest history of cost studies (1907) it has often
'S.

occured that studying costs meant gathering evidence to c:Lit'vosts, when in

fact costs may need to rise to insure a greater possibility of ddudational

goal attainment. Hopefully Florida's educational planners and administra

tors can approach uniform cog as the creation of an important management

tool which can assist all of us in Ideation to increase our effecti vei

.r
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Examp of Data Presentatio Format'

4P

Data Re ements*,

4

*Suggested by Dr. William Odum, Division of Community Colleges

ti



S
T
A
T
E

P
r
i
g
G
R
A
M

S
T
R
U
C
T
U
R
E

D
E
P
A
R
T
M
E
N
T

D
E
P
A
R
T
.
 
E
N
T

R
e
q
u
i
r
e
m
e
n
t
s
:

1
.
 
S
t
a
t
e
 
P
r
o
g
r
a
m
 
t
r
u
c
t
u
r
e
s

2
.
 
A
c
c
o
u
n
t
i
n
g
-
p
r
o
c

u
r
e
s
-
 
f
o
r
 
a
l
l
 
e
x
p
e
n
d
i
t
u
r
e
s

b
y
 
r
e
v
e
n
u
e
,
;
s
o
u
r
c
,

f
o
r
 
a
 
f
i
s
c
a
l
 
y
e
a
r
 
f
o
r
 
e
a
c
h

a
g
e
n
c
y
 
i
n
 
e
a
c
h
 
p
r
a
r
a
m
.

3
.
 
I
d
e
n
t
i
f
i
c
a
t
i
o
n
'
o
f
 
t
a
r
g
e
t
 
a
n
d
 
c
l
i
e
n
t
e
l
e
.
g
r
o
u
p
s

f
o
r
 
e
a
c
h
 
p
r
o
g
r
a
m
.

C
O
M
P
A
R
I
S
O
N
 
O
F
 
C
O
 
$
T
 
t
Y
 
P
R
O
G
R
A
M
 
C
A
T
E
G
O
R
Y

-4
k

F
O
R
 
A
L
L
 
S
T
A
T
E
 
S
U
P
P
O
R
T
E
D
 
P
R
O
G
R
A
M
S

.
(
E
X
P
E
N
D
I
T
U
R
E
S
 
P
E
R
 
C
A
P
I
T
A
)

F
a
i
t

.
/

[
F
O
R

T
O
T
A
L

.
p

1
I
T
A
M
E
T

.

-
1
2
0
P
U
L
A
T
I
O
N

I
P
O
P
U
I
R
.
I
I
M

F
O
R

C
L
I
E
N
T

P
O
P
U
L
A
T
I
O
N

L
O
C
A
L

S
T
A
T
E

F
E
D
E
R
A
L

L
O
C
J

S
T
A
T
I
C
F
E
D
E
R
A
L

.
L
O
C
A
L

S
T
A
T
E

-
7
D
E
R
A
L
.

-''
''''F

,

s

.
.

I

r

l't :s
.

.

s

4
.
 
D
e
f
i
n
i
t
i
o
n
 
o
f
 
r
e
v
e
n
u
e
 
s
o
u
r
c
e
s
.

I



.
.

S
T
A
T
E

P
R
O
G
R
A
M
'

S
T
R
U
C
T
U
R
E

T
A
B
L
E
 
#
2

*
'

C
O
M
P
A
R
I
S
O
N
 
O
F
 
C
O
S
T
 
O
F

E
D
U
C
A
T
I
O
N
 
C
O
N
D
U
C
T
E
D

d

B
Y
 
F
L
O
R
I
D
A
 
S
T
A
T
E
 
D
E
P
A
R
T
M
E
N
T
S

F
O
R

T
O
T
A
L

P
O
P
U
L
A
T
I
O
N

F
O
R

i
T
A
R
G
E
T
'

P
O
P
U
L
A
T
I
O
N

F
O
R

C
L
I
E
N
T

P
O
P
U
L
A
T
I
O
N

D
E
P
A
R
T
M
E
N
T

A
D
'
`
1
D
E
P
A
R
T
M
E
N
T
'

L
O
C
A
L

S
T
A
T
E

F
E
D
E
R
A
L

L
O
C
A
L

S
T
A
T
E
.
 
F
E
D
E
R
A
L

L
O
C
A
L
 
S
T
A
T
E
 
F
E
D
E
R
A
L
.

R
e
q
u
i
r
e
m
e
n

1
.
 
F
l
o
r

e
d
u
c
a
t
i
b
n
 
g
o
a
l
s
 
s
t
r
u
c
t
u
r
e

?
.
 
I
d
e
n
t
i
f
y
 
a
l
l
 
a
g
e
n
c
i
e
s
 
p
e
r
f
o
r
m
i
n
g
 
e
d
u
c
a
t
i
o
n
a
l

f
u
n
c
t
i
o
n
s
 
o
r
 
a
c
t
i
v
i
t
i
e
s
.

3
.
 
A
c
c
o
u
n
t
i
n
g
 
p
r
o
c
e
d
u
r
e
s
 
f
o
r
 
a
l
l
 
e
x
p
e
n
d
i
t
u
r
e
s

b
y
 
r
e
v
e
n
u
e
.
b
y
 
g
o
a
l
s
 
f
o
r
 
a
 
f
i
s
c
a
l
 
r
e
a
r
 
f
o
r
 
e
a
c
h

.
a
g
e
n
c
y
 
o
r
 
c
o
s
t
i
n
g
 
p
r
i
n
c
i
p
l
e
s
 
'
a
n
d
 
p
r
o
c
e
d
u
r
e
s
 
t
o

c
o
s
t

n
 
t
h
i
s
 
m
a
n
n
e
r
.

4
.
 
D
e
f
i
n
i
t
i
o
n
o
f
 
l
o
c
a
l
,
 
s
t
a
t
e
 
a
n
d
-
f
e
d
e
r
a
l
 
r
e
v
e
n
u
e
s
.



G
O
A
L
S
 
/
O
U
T
C
O
M
E

S
T
R
U
C
T
U
R
E

1
.
 
G
o
a
l
.
.
.

(
o
u
t
c
o
m
e

A
.

2
,
 
G
o
a
l
-

7

(
 
o
u
t
c
o
m
b
)
.
.
.

A
.
.
.
.

-
t

B
.
.
.

t'

7
.
 
G
o
a
l
.
.
.

(
o
u
t
c
o
m
e

A
.
.
.

B
.
.
.

T
A
B
1
J
E
 
#
3

.
C
O
M
P
A
R
I
S
O
N
 
O
F
 
C
O
S
T
S
 
O
F
 
E
D
U
C
A
T
I
O
N

C
O
N
D
U
C
T
g
b
 
B
Y
 
V
A
R
I
O
U
S
 
E
D
U
C
A
T
I
O
N
A
L

D
E
L
I
V
E
R
Y
-
 
S
Y
S
T
E
M
S

T
O
 
A
C
H
I
E
V
E
 
S
T
A
T
E
 
E
D
U
C
A
T
I
O
N
 
G
O
A
L
S

(
N
o
t
e
:

a
 
p
e
p
a
r
a
t
e
 
t
a
b
l
e
 
c
o
u
l
d
 
b
e
 
p
r
e
s
e
n
t
e
d
 
f
o
r
 
e
a
c
h
 
l
e
v
e
l
)

T
-
-
-
7
-
-
=
S
1
S
1
T
Y
M
i
J
C
A
T
I
O
N
A
L

D
E
L
I
V
E
R
Y
 
S
Y
S
T
E
M

a
*
N
.
'

S
Y
S
T
E
M
 
A

1
0

S
Y
S
T
E
M
 
B

I
n
p
U
t
/
P
r
o
c
e
s
s

C
o
s
t
s

.

O
u
t
c
o
m
e

C
o
s
t
s

i
n
p
u
t
/
P
r
o
c
e
s
s

C
d
s
t
s

C
l
u
t
c
O
m
a

C
o
s
t
s

L
O
C
A
L

S
T
A
T
E

F
E
D
E
R
A
L

L
. S

 F
L

SD
L
O
C
A
L

S
T
A
T
E

F
E
D
E
R
A
L

et
c,

s



a
,a

(
T
a
b
l
e
 
l
3
 
C
o
n
t
i
n
u
e
s
'
)

R
e
q
u
i
r
e
m
e
n
t
s
:

.

1
.

A
n
 
e
d
u
c
a
t
i
o
n
 
g
o
a
l
s
 
s
t
r
u
c
t
u
r
e
 
w
i
t
h
 
s
p
e
c
i
f
i
c
 
o
u
t
c
o
m
e
 
o
b
j
e
c
t
i
v
e
f
f
o
r
 
e
a
c
h
 
g
o
a
l
.

2
.

S
t
a
n
d
a
r
d
 
p
r
o
c
e
d
u
r
e
s
 
t
q
 
c
r
o
s
s
w
a
l
k
 
c
l
a
s
s
i
f
y
l
 
d
d
l
i
v
e
r
y
 
s
y
s
t
e
m
 
a
c
t
i
v
i
t
i
e
s
 
t
o

t
h
e
 
g
o
a
l
s
/
o
u
t
c
o
m
e
s
 
s
t
r
u
c
t
u
r
e
.

.
3
:

A
c
c
o
u
n
t
i
n
g
 
a
n
d
 
c
o
s
t
i
n
g
 
p
r
o
c
e
d
u
r
e
s
 
t
o
 
p
r
o
v
i
d
e
 
i
n
p
u
t
/
p
r
o
c
e
s
s
 
a
n
d
 
o
u
t
c
o
m
e
 
c
o
s
t
s

b
y
 
r
e
v
e
n
u
e
 
s
o
u
r
c
e
 
f
o
r
 
s
y
s
t
e
m
 
a
c
t
i
v
i
t
i
e
s
.
*

4
.

I
d
e
n
t
i
f
i
c
a
t
i
o
n
 
o
f
 
o
t
h
e
r
 
r
e
l
a
t
e
d
 
d
-
a
t
a
 
t
o
 
e
x
p
l
a
i
n
 
c
o
s
t
s
.

!
-

.
el

-
*
C
o
s
t
s
 
o
f
 
E
d
u
c
a
t
i
o
n
:

1
.
 
I
n
p
u
t
/
p
r
o
c
e
s
s
 
c
o
s
t
s
:

.

a
.
-
 
E
x
p
e
n
d
i
t
u
r
e
s
 
p
e
r
 
c
a
p
i
t
a

,
b
.
 
E
x
p
e
n
d
i
t
u
r
e
s
.
 
p
e
r
 
s
t
u
d
e
n
t

c
.
E
x
p
e
n
d
u
t
u
r
e
8
 
p
e
r
 
s
t
u
d
e
n
t
 
s
e
m
e
s
t
e
r
.
 
h
O
u
r
 
a
n
d
 
F
T
E
 
s
t
u
d
e
n
t

2
.

O
u
t
c
o
m
e
 
C
o
s
t
s
:

a
.
 
C
o
s
t
 
p
e
r
 
g
r
a
d
e
 
l
e
v
e
l
 
o
f
 
a
c
h
i
e
v
e
m
e
n
t
,
 
b
y
 
a
r
e
a

b
.
 
C
o
s
t
 
p
e
r
 
a
c
a
d
e
m
i
c
 
y
e
a
r
 
c
o
m
p
l
e
t
i
o
n

c
.
-
C
o
s
t
 
p
e
r
 
d
i
p
l
o
m
a
,
 
d
e
g
r
e
e
 
c
e
r
t
i
f
i
c
a
t
e
 
e
a
r
n
e
d

d
.
 
O
t
h
e
r
 
k
i
n
d
s
 
o
f
 
o
u
t
c
o
m
e
s
,
 
e
t
c
.

o
f
 
s
t
u
d
y



j

O

E
D
U
C
A
T
I
O
N
A
L

P
R
O
G
R
A
M

S
T
R
U
C
T
U
R
E

(
A
C
T
I
V
I
T
I
E
S
)

P
r
o
g
r
a
m
 
A

S
u
b
-
p
r
o
g
r
a
m
 
1
.

_
S
u
b
-
 
p
r
o
g
r
a
m
 
2

P
r
o
g
r
a
m
 
B

S
u
b
-
 
p
r
o
g
r
a
m
 
1

S
u
b
-
p
t
o
g
r
a
m
 
2

E
t
c
.

T
A
B
L
E
 
#
4

,
D
E
T
A
I
L
E
D
.
 
C
O
M
P
A
R
I
S
O
N
 
O
F
 
C
O
S
T
S

(
E
X
P
E
N
D
I
T
U
R
E
S
)
 
B
Y
 
E
D
U
C
A
T
I
O
N
A
L
 
D
E
L
I
V
E
R
Y

(
N
o
t
e
:

a

S
Y
S
T
E
M
S

a 
.

s
e
p
a
r
a
t
e
 
t
a
b
l
e
 
f
O
i
 
i
n
p
u
t
/
p
r
o
c
e
s
s
 
.
a
n
d
 
o
u
t
c
o
m
e
 
c
o
s
t
s

4

-
.1

D
E
L
I
V
E
R
Y
 
S
Y
S
-
T
E
M
 
A

D
E
L
I
V
E
R
Y
 
S
Y
S
T
E
M
 
B

I

D
I
R
E
C
T
 
C
O
S
T

I
 
-
I
N
D
I
R
E
C
T
C
O
S
T

F
U
L
L

'
C
O
S
T

i
D
I
R
E
C
T
 
C
O
S
T

I
I
N
D
I
R
E
C
T

C
O
S
T

F
U
L
L

.

A
 
B
C
,
D
 
E
F
G
H
I
.
.
-

(
o
c
r
o
p
o
n
e
n
t
s
)

. .

_

1

-

.

,

A
B
C
D
E
F
G
M
V
 
,

(
=
w
e
n
t
s
)

.
'

.

.
.

.

R
e
q
u
i
r
e
m
e
n
t
s
:

1
.
 
P
r
o
g
r
a
m
,
s
t
r
u
c
t
u
r
e
 
f
o
r

:
(
t
h
i
s
 
i
s
 
b
a
s
i
c
a
l
l
y
 
a
n

C
o
m
p
a
t
a
b
l
e
 
a
c
c
o
u
n
t
i
n
g

a
n
d
 
s
y
s
t
e
m
s
.

3
.
 
A
 
c
r
o
s
s
w
a
l
k
 
f
r
o
m
 
o
r
g
a
n
i
z
a
t
i
o
n
a
l

t
o
 
t
h
e
 
p
r
o
g
r
a
m
 
s
t
r
u
c
t
u
r
e
.

A

e
d
u
c
a
t
i
o
n

a
c
t
i
v
i
t
y
 
s
t
r
u
c
t
u
r
e
)
.

a
n
d
 
c
o
s
t
i
n
g
 
p
r
i
n
c
i
p
l
e
s
-

'I

r
7
s
t
r
u
c
t

e
s



_30

SELECT BIBLIOGRAPHY.

Callahan, Raymond E., Education and the Cult of Efficiency, A Study.
of the Social Forces That Have Shaped the Administration of the
Public Schools, The University of Chicago PreSstf Chicago, 1972.

Cobern,-MOrr-isi Claude Salem and Selma MuShkin, .Indicators of. Educa-
tional Outcome Fall 1972, National Center for Educational Statistics
U.S: Department of.Health, Education and Welfare, Government Printin

',Office, Washington,'1973.

The Condition of Education: A Statistical Report on the.. Condition of
American. Education, 1975, - 'National Center, for Education Statistics,
U.S. Department of Health,. EdUcation and Welfare; Government
PrintingOffice, Washington, 1975.

Halstead, D.. Kent, Statewide Planning in. Higher Education, U.S.
GoverhMent Printing Office, Washington D.C., 1974.

Kraft, Richard H.P., Cost Effectiveness: Analysis of Vocational-
Technical Education Programs, Division of Vocational, Technical,
and Adult Education, Florida State Department of Education, Tall-

.

ahasseeeoNovember,..969.

Mosteller, Fredetick and Daniel C. Moynihan (editOrs), On Equality
of Educational Opportunity, Vintage Books, Random House,:New York,
1972.

Miner, 'Jerry, Social and Economic Factors in Spending for Public
Education, Syracuse' University Press, Syracuse, New York, 1963.

Topping, James R., Cost Analysis, Manual, Field lieview Edition, Tech-
nical Report No. 45, The National Center for Higher Education'
Management Systems at Western Interstate Commission for Highek
Education, Boulder, Colorado, 1974.

Witmer, David R., "Cosi Studies in Higher Education", Review of
' Educational Research, volume 42, number 1, Winter 1972, pp. 89-

127.

'31



f

r.

le

te

EPILOGUE: SUMMARIES, coNcLysioNs AND RECOMMENDATIONS*

A paper,. ";Indicators and Costtng of Florida's Education Goals,"
was distributed to a statewide audience.of citizens, students, educators,
administrators and policy makers, who 'subseqUently appeared at one or
more of three regional conferences held on succeeding days, September
l6 -18 in Tallahassee, Orlando and Miami. The writer of the paper,
Dr. Jo Ht-, S. Waggaman, served as moderator of a two and one-half to
three ho,ur session at each conferende on the topic of the paper. The
regional meetings included sessions on three -other indicator topics also
being researched For the development of phase II of the Education Elerrierit,
Florida Comprehensive Plan (see page one of the original paper for names
of. other writers and their topics).

Each session of the regional conference was attended by 25-45 persons
representing all conceivable viewpoints about education and its costs. This
writer received these diverse, often conflicting, but sincere expressions

_of concern as a measure of importance abot.A, the issues raised In the paper
(and of relevant issues mkt covered). The insights, information and opinions
expressed at these conferences helped to clarify the foremost issues related
to development of indicators of educational costs; that information was then
used in the preparation of this Epilogue.** the recommendations from
this study appear on the last page following the summ...ries and conclusions.

Summaries and Conclusions .

The order of topics presented below reflects their overall importance
and Snot the order of presentation in the paper; conclusions follow each
summary statement.' It should be noted that a concern with, hosts per se
rather than indicators exclusively should. be interpreted as an indication
of a lack of cost data. There is some Feeling that reliable cost data is
needed before indicators of costs can be identified; that assumption is,
largely incorrect because indicators may in fit be used to predict

74.

Epilogue and original paper (August 24, 1975) _by Dr. John 'S. Waggaman,
The Florida State University, Tallahassee, Florida.

**, The writer believes strongly in the step-by-step process which was used
for obtaining inpCit from all of those persons concerned with education
costing.. Policy development in this fashion involves extensive logistical
efforts, tight schedules for writers and reactors and a fine tolerance
for diversity OF opinion and uncertainty of outcome. However, the
rewards of real citizen input, seriously given, in the development of
educationrpolicy.fits the highest ideal, of participation in government.
All who planned and participated in this project should be commended
for the time and effort freely given.

(October 2, 1975)
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approximate costs, an activity engged in by those who build budgets
or manage educational finapces. .

.._

1. There is widespread concern that unit cost data may be mist-used or
not used at all even if scarce educational resources are rased to build out-'
standing cost systems. Very limited legitimacy is ga/5n to the process of
conducting educational cost 'studies and the data resulting from such pro-
cesses. These fears and concerns exist in spite of, or .because of, the
Florida laws which require that all segments and levels of education. must
conduct cost studies.. : .

a. There is a fear that cost data will be used' in making polity
decisions without concern for the ducational consequences. Historically,
cost studies have been used to cut budgets.rather than as a means to' 4 .
more effectively allocate Scarce resources .so that specified goals and
objectives may be achieved. Currently the "shortage" of educational
income has brought forth a variety of methods to cut expenditures.

b. Even if the desired cost data were avaliatile there is a very
real possibility (based also on historical experience) that such data will
not be used. Practically all budget requests are prepared or evaluated
on some incremental. basis, even when the very elaborate PPBS formalities
are obserVed. Budget requests based on cost analyses and real program
needs haste generally been unsuccessful as strategies for increasing state
dollars per student.

2. There is almost no evidence at this time that current cost
studies, are a useful and effective administrative/management tool. One of
the reasons for such an outcome is that much of the educational costing
activity in Florida has been underway for only a few years. Another
priblem is that most state-wide costing systems seem designed to move
data up the educational hierarchs; rather thandesigned (in addition) for
the. making of cost effective educational decisions at the local bpdrating
level. . .

a. It is important that some stability be provided state, district
and institutional offiCials so that a set of cost concepts and procedures can
'be perfected and made reliable. Constant changes in education funding and
accountability procedures these past few years have restricted the ability
of educational offiCials to carefully examine the changing costs of education.
A stable system for three years, with only minor charges, would en,nce
dramatically the development of educational costing systems. ,

b. There is growing concern arriontlic representatives and
policy makers that more rational data-based program decisions must be
made from cost studies' and other such analytical techniques. This point
is of normous. importance during a time when educational needs always
exceed esources available. Even more important is the fact that this
.point arises because educators have asked regularly for more funds, but
the quality of education seems = to have fallen (i . e . , achievement test
scores have declined in some areas). This inverse relationship has led
policy makerS and some administrators to suspect that resources were
being, wasted or mis-used.
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3. The demand for cost data down to the program level From which2-i,,.- e, inter4-institutional comparisons can be made raises serious-questions aboyt Ahe
most appropriate financial analysis function tbl be performed at the state
+el. ..1

0

a; The expectation for analySis of all' program Costs at the state
'level could result in an inefficient Use of state resource; it alSo would
seem to be contrary td the trend in current public policy. _TWip major ed

< Florida policies established greater responsibility at the local operating level:
school hOuse -management in the K-l2 system. and lump sum funding in the

.State, yrijversitydSystem. Both. of ,these policies place greater 'Financials
responsiAility (and trust) at the local school and _institutional level.' To
demand that program cost analysis be placed at the state level would seem

;.
to invb ve two steps backwards. ,

6L Early in this project program cost data weresugrritd as a
substi te for indicators of cost, which itself is an indication of a labk'
of unqe rstanding about the character and purpose of cost incipatqrs. If
actua 8osts, from the accounting standpoint, were to be used; 1* is very
imp() t4nt that they be determined using expenditure, not budget; data
bec, 1,,e actual spending may differ importantly From planned spending. .

RegArVless which kind of data are used, cost indicators cotAld enable
estilnlates of expenditures and costs to be made before budgets are finaliAed.' Teas .would certainly be .true if median professional: and staff, salaries were ,

usecil;ls an indicator, pecause salaries are such a large proportion of
r.eidu'pational budgets. * .

;,,Y 4. Even thoigh cost studies are required by law for all segments,
nfl-education in Florida, the costing concepts and procedures are not 1

cprnparable among the various segments. Even within, the same segmeAt
the quality of the data used in the cost studies may be quite uneyen;
however, as the management informatibn systems are perfected this

:quality problem is expected to become manageable
a. There is a definite need for the estab, ishment of uniform costing

concepts across all of Vlorida 'education-IF-it i important and necessary
to `compare program costs across the various Segments of edUcation. For
example, IF it were considered appropriate .toi allocate resources for
programs on the basis of the lowest' cost programs, then it would be
necessary to have comparable cost data for, similar programs throughout
all of Florida education. The most obvious object of such analysis might be,
for example, typing courses or all courses in a secretarial science programs,
For they are offered in the high schools; vocational- technical centers,
community/ colleges and the universities. Again, the question must be faced
whether analysis of this kind is so .important that it warrants a_very
expensir effort which would be required to establish uniform costing con-
cepts for all of education, AND whether such efforts are appropriate

J

Median salaries could be multiplied times number of staff and faculty
and the product divided by the averaeje (historiC) pei,centage which salaries
constitute of ,the total budget.

34
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at -the state 1pvel.
b. One important step for all cos t- studies, even if the of

standard across all of Florida education, is the deflation of cost data
constant dollars. Simple rates of increase between years 'are insufficient
to reveal whether the costs of inf lation have been met with adeqtate
revenue increases in earlier years. Constant dollars of cost from a fixed
base year will show the. extent t6 'which educators hZNie no choice but to
absorb the cost of inflation if. they wish to stay in their profession. in
Florida.

c. Changes in the appropiciation: and cost per. FTE student need to
be identified clearly. For example., declining unit costs may indicate the
benefits from economies of scale OR declining appropriations and continued
enrollment increases (forced Productivity increases). While the first is
desirable, the second .is usually accompanied, by some redUction in quality
of education, especially in the lower grades. where, Class size (enrollment)
increases per teacher.

d. A strong case cah,be made for using the headcount student
as well as the FTE student as a reporting unit of cost. The need for
headcount costs is greatest in those segments of education where part-time
students are an important fraction of the, total_ enrollment. There are
many adrninistrgive costs wjiich arise on a per student basis,- regardless
how many class or credit hours each- student may be taking:

5. Even if the vexing ivues about costing concepts and procedures
are not settled, the construe on of a cost of education Index can provide
important information about cost indicators.

a. The develoement cif cOmponents for such an ir-Adex may be the
best way to identify the ,common cost categories (Cross all of Florida
education. These components ,cum cost categories could become the cost,
indicators, .e.g., square footage space to be heated arid/or air conditioned
applied times an appropriate utility rate.

b. The weighting of omponetta,,,in the index needs to be carefully
studied because labor cost ar ` ' rge component. Thee number of
components '4itiould need carieful consi raton. because of the usual problems
of developing adequate and timely dat sources while controlling the quality
of data to be used, both for the indi ator measures and the unit costs.

c. Specific cast fferenc For urban areas should be incorporatecj
in the index. Rather than e an all-Florida average it might be best to
develop separate cost o ed tion indexes for the various regions of the
state, or at least diff rentiate etwen urban and 'non-urban areas.

6. One major st of educa ion category not easily identifiable is.
that for the new del very systems. Whereas the usual cost analysis concepts
and p'rocedures rela e specifically to institutional/school costs, it appears
that few costing pro edures have een developed for measaling costs of the
new systems; perFia the econo c concepts of cost effecElveness or cost-
benefit analysis shou be appl d here.

t
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a. The new delivery iystems invol such ideas-as 'work-study
and cooperative education in which the stu ent earns credit for work
experience. (It should be apparent that sending the student to an .emkoyer-
for an educational experience has the effect of shifting park of the cost of
education from one sector of society to another,"i.e. from education to
business and industry.) -the- non-time bound systems in which a.student
may enter any time w d leave any time may lead too greater celiance on
group average charac eristics wherein the group is a statistical cohort,
but no lorsger a class r grade. Formula, funding and costing by grade
level may be unrealisti 'Fs:fr.' financing education of such delivery systems.

, b, Otherl of the new instructional and delivensit systems involve
such ideas as competency or performance based education and learning
to mastery. These ideas also defy the normal calendar of educational
accounting because a student may repeat a course or learning- experience
untill successful performance .is' demo'nstrated. Of course, some students
may enroll and demonstrate competency imm lately, thereby allowing
additional 'enrollment or other activity for that student, but still gaining.-

FTE credit for: the school. If this system appears to be? similar to the. . ,

old ,procedure of hol'ding.back students who don't learn, it can have that
effe_ t

it
The issue here though is (again) that formula funding may ."reward"

a s hool/campus which holds back the .largest *lumber of students, .a procedure
which would raise costs, should the students not( drop out of school. OR,
imagine teacher/faculty workload "adjusted" downward by the number of
students wI2o demonstrate competency on the first day of class; perhaps
1.Yormula funding could become an incentive system for encouraging teachers
P to raise performance levels should such adjustments be permitted.

c. Perhaps the only way to adequately cost education where these
new systems are used is to cost each individual educational experience and
accumulate the total cost of all such experiences (courses, etc.) for each
individual student. Nationally tested costing procedures are available for
such analysis in community colleges and universities (from NCHEMS at WICHE).

7. The outputs ,of education which have the most importance, according
to some policy makers, as they relate to the ability of the educational
system to obtain government support, lappropriations) are those which' con-
stitute performance measures, not 44..ch, more general measures as quality.

. of life.
a. Those output characteristics which seem. exclqsively 4.1 the doMain,

of the schools (14-1...1) are those of achievement, literacy, bompletion or
course work, tranTer to another grade level, graduation, placement in
available jobs and parentbtudent satisfactibn. These come very
close to the statement of Reis for Florida's education system, and apply
to all levels of education. >

A

b. Costing outputs and Florida's education goals will beta
difficult task beause of the archaic viewpoint, that ynuch of what students
learn is not measurable or. that the outputs themselves are difficult to
measure. The .latter assertion is true for the higher grades, but that does

" not make rrielsurement impossible.
;AI
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c., Sorting current cost and Finance data, by level, of education,
into the education goal categories is possible but will require expert esti-.
mation and a variety of other adjustments in the currently available data..
Even if such adjustments a!re completed, the resulting data. will be non- t-

compiarable between levels and could be dangerously misleading to those
wanting to compare costs between systems and levels of education.
(Incidentally, for Goals 6 and 7,page 17 of the' August 24th paper, item
a. K-12, should have added to it, "Adult post-secoAcper because`such

.

courses are conducted in some school districts.)
...

d.
..
Rather than attempting to redesign costing systems (egpecially

in light of conclusion 2. a. above) For the entire Florida system, it
would seem more realistic to Focus on one of the goals, such as #1,
Basic Skillslor even a part of it,' such as mathematics. This goal is
a high priority item for the Commissioner of Education and. the State
of Florida which makes it a logical 'choice. UniForm costing concepts
For this goal could be4 built For all. of Florida education, IF the idea is
accepted that even colleges and universities perform remedial, teaching
in order to bring a student's basic skills up to acceptable' levels For
completion of current' programs.

ia. It should be noted that local employers (especially business
and :ndustry) can provide important information about the outputs of the
educational system. Their opinions about the quality of basic skills
new employees is itself an indicator of educational outpUt. Even m
important are the opinions of business leaders concerning the educa

. level of the work Force and the relationship of this quality to locatieln
of industry. COnceivably one might be able to assign benefits lost FrOm
not obtaining some industry to the relative cost o,C education j a efammuni

8. A Few indicators ,of cost lane widely agreed upon and. readily
available. A variety of other indicators have been suggested and deserve
careful consideration.

a. The student-teacher ratio (and/or class size) is a clear
indication of unit cost and workloads with the two being inversely related,
accordin to. many_ educators.

b. Median salary by grade, department for discipline, should be
used in conjunction with the student-teabher ratio.

Enrollment is an important indidator, whether in' student credit
hours or Full-time-equivalents. Headcount, is also a useful indicator
for certain kinds' of administrative costs. CEU's, continuing education
units, might become significant in .the future as more non-credit but
formal eduCation expands its enrollments.

d. %CLAP hours ,, those hours awarded students who successfully
pass the c%llege level examinations, are important indicators of savings to
the State of Florida, the parents of students or to self-supporting students.
GED -completions may also be used as indicators of savings to Florida
taxpayers because most persons who take e GED Will not have remained
in the putiolic school system' and thus no A punted in the FTF.. appropriations
or allocations. Note, however, that both sets of examinations may enable

6
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a student to avoid obtaining a demanding and quality education, a spicion
mares teachers and, faculty members . Note also that student m .drop,

,out of traditional high s: when GED testing is readily ava to
escape the institutional envt ment.

e. The number of drop outs.(not stop outs) and "hold-backs" may
serve to indicate 'the added. costs) of trying .to bring all student up to some
norm of. standard of achievement.

f. There needs to be some way to identify precisely the genuinely
duplicate programs and course offerings, i.e., those which the same
students could take at any of several/ locations with little- or no added
non-educational student expenses (although there migtfi_be very different
costs, tuition levels, fees and book charges). (Elimination of duplicate courses
among different institutions could, cause enrollthent shifts which would r uire
additiOnal-capital or equipment expenditures, in a dition to the direct abor
and related costs .at the alternative campus, which n turn, might quickly

/erase any previous cost adyantages.) Perhaps Commo rse Numbering
will provide information about duplicate courses between and among the
vo-tech centers, community colleges and universiies;..if sO, perhaps
Common Course Numbering should be extended down through the high
school and include all adult education courses as well.

g. Number of teacheri and faculty members on tenure could be
an important indicator of long run costs. It has been suggested that
student (and other) evaluations of teachers and faculty membdi".s -needs
to be related to their tenure status for the purpose of developing some kind
of indicator of the cost of poor teaching Among the more expensive group
of teachers (i.e., those with seniority and tenure). The ultimate purpose
of developing this indicator would be to subsequently relate itudent
achievement to teacher competency, an important accountability issue,
involving great coratroVersy. .

9:---.A.Jiditional indicators of costs may be developed by performing
secondary analyses .on data already collected by the Florida Department
of Education.

a. It is strongly urged that educational planners be given an
inventory of, and full access to, the many state and federal reports °

submitted by educational institution s--tp and through the0Department, of
Education.- A careful review of these reports ay reveal a variety of
data elements which could be uped as indicatoFs.

b. Once the data elements already collected are identified and
their potential usage as cost indicators determined, them the remaining
need for .indicators can be specified and systems for collecting such. data
evaluated. Evaluating these needs should indicate the 'extent to' which the
existing costing systems would have to be changed to make one uniform
system,. should that purpose be clearly agreed upon. 4

It is important,' to note that other departments of Florida
governMent may collect survey data which also can be used for developing
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cc,indicators and monitoring e ucation., Similarly, Florida's colleges and
universities may conduct sta. or regional surveys which.would be releva
Educational planner's should be giv'en the opportunity to "piggy back"
indicator items on all such surveys, provided the resources are avail
of course. Although the 'benefit of "piggy backing" i is the use of o er's
expertise, the additional items should reduce the unit cost of such surveys,
thereby benefiting all concerned.

0
Rather than attempting complete costing systems for all of

education and the indicators for them, it may e more cost effective
to devel sampling' procedures for obtaining data from the programs in
the schools, districts, campuses, colleges, arid universities . Something

'like this is already being done in the K-12 system.
10. Comparisons of state appropriations for educational activities

in the Department of Education with the appropriations, costs and services
of other departments of Florida gove meat appears problematical at best.
Many of the other departments and the r human service activities have, had

very stable cost and budgetary concepts for many years; they have also
.Jfreely provided such data with their request% for state appropriations.

Education has been at a disadvantage 'because of the changey in the system,
growth of populatiOn served and evolution of funding and costing concepts.

a. Dr. Kern Alexander's paper for this project, "Education as
an Investment in State and Individual,' covers some of the important

/issues- about the benfits of education in relation to crime, welfare, ,family
services and so on, which may be related to the human service programs *

of various departments of government. Performing cost benefit studies
in Florida using Alexander's findings would seem more profitable (and
less conflict generating among government departments) than trying to compare
the c'ost of formal education through the Department of Educatign with he
educational programs in other departments.

b. The 'Use of per clent (student) appropriations as, a measure
for comparing educational cos s within Department of Education or with.
other departments revealS a ignificant distortion which demonstrates the
need for cost data by program and fUnction. The instance referred to is
the appropriation difference cited by some law makers between community
colleges and universities. The additional and different functions performed ,

.by universities (development of new knowledge; service to adults- and .)

governments) requires greater appropriations) but in terms of -lower level.
undergraduate student budget requests, the amounts were approximately

el"
the same between community college's l, universities, according to
Chancellor York of the State University System.

c. Interstate Comparisons are also very important, but it would
.

appear that Pro fessor Alexander's second paper' for this' project and
his other research should be used, as a prototype to rank end) rate Florida r.

among the 50 United States. His research, using adjusted per capita
datAo shows Florida ranking 45th pr worse for enditures on post secondary i
education.

.
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d. The concept of target populations is fully developed by Dr.,
'Charles Grigg in his paper for this project. Taking his categories
and conducting state -wide sample .survey* might _be the. best way tca
determine the differfence between target and pent populations and the
cost of education to the state, relate respondent's report of educationa
services consumed to costs of such particular serviCes.' Similarly,
the satisfactions of the various cohorts should be included in any analysis
of':61fst of services, to determine satisfaction 'A,Th education services
and with the costs ,of the services.;

11

Recommendatiorls.
'Considering the range of topics covered and the original assignment

for this paper, the recommendations will be limited to the following:
1 A cost of education index should be co structed For all. of education

(Summary #5).
2. As many of the suggested indicators s possible striv_ild be used

IF the daea are already collected and available (Summary. *84.
3. DOE Division MIS, data elements should be inveni.ried and sent

to the department of Educaticrn MIS. A careful study shou ade
Of the data elements, trailing secondary analysis, to determine
additional cost indicators may be Found in the already collect data* *.

(Summary *9).
4. A limited number of financial studies need to be conducted For -

the purpose of determining., the costs and their indicators; such studies should,
be conducted selectively and use sample rather than universe ,data, beginning
with these topics:

a. Goal #1 Basic Skill 5 '(Summary #7 and *10)
...b. Adult programs and.new delivery syStems (ummary. *6);

c. External benefits OF education (SumMary.*10).7..
5. No attempt at developing a unif8rm codtcrig sNistemFor. all of

Florida education should-be contemplated .until it is determined that the
results from carrying out recommendations 1-4 will not provide the
Cost indicators appropriate-for.equcadonal, planning- purpose's (Summary
#'s 1-4).

. 6. Once a set , of indicators have been identlfied, preliminary data
collected .and their relatiOnship, to actual costs 'defined, another round
of regional conferences, should be held with educational officials, teachers
and others to assess the Face validity of the indicators and their possible
value For localoplanning, efforts..:

,.
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